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A Report to the 1 09th Congress                                    June 30, 2005

Executive Summary

This is a report to the United States Congress on the impact of the National Voter Registration Act 

of 1993 (NVRA) on the administration of elections for federal office during the two-year period from 
the November 2002 to the November 2004 general elections. This is the sixth report to the Congress 
under NVRA, but the first report submitted by the United States Election Assistance Commission 
(EAC). The previous five reports were submitted by the Federal Election Commission (FEC). The 2004 
report is based on survey results from 48 states, the District of Columbia, and three of the four 
territories?American Samoa, Puerto Rico, and the U.S. Virgin Islands. Other states and territories are 
not included because they either are exempt from the provisions of NVRA or did not respond to the 
survey.

Overall, voter registration increased in the 2004 general election, compared to the 2000 presidential 
election. Responses from 48 states showed total registration at more than 174.8 million voters in 2004, 
compared to the 162.4 million reported in 2000 from all 50 states and the District of Columbia. This 
increase of nearly 12 million is actually understated because of missing information from non-
respondents to the survey. Comparing registration counts only for the 48 states that reported registration 
in both 2000 and 2004, there was an increase of 11,154,293 registered voters between the two most 
recent presidential elections.

While the actual number of registered voters increased in the past four years, the rate of growth did not 
keep up with the growth rate of the voting age population. As a result, the percent of the voting age 
population that is registered to vote decreased from 78.9 percent in 2000 to 78.5 percent in 2004 in the 
48 states that reported data to EAC.

Highlights of the survey results for 2003 and 2004 are as follows:
- States reported a total of 49.6 million voter registration applications processed nationwide. Nearly 32.4 
percent of applications were received by mail, 25.4 percent of applications were submitted in person, another 
32.8 percent were received from motor vehicle agencies, and 11 percent from other agencies, including 
public assistance, disability services, armed forces recruitment, and other non-specified offices.

- Some 26 million applications were valid new registrations?that is, applications from persons not previously 
registered in the local jurisdiction to which the application was submitted or not previously registered in any 
jurisdiction.
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- Nearly 3.5 million applications were duplicates of valid registrations.

- Some 15.2 million applications were requests for change of name, address, or political party affiliation.

- Nearly 12.6 million names were removed from voter lists under the list verification procedures of NVRA, 
while another 10.7 million names were transferred from active to inactive status.

A Report to the 1 09th Congress                                      June 30, 2005

The Impact of the National Voter 
Registration Act, 2003-2004

Section 1: Introduction
This is a report to the United States Congress on the impact of the National Voter Registration Act of 1993 
(NVRA) (Pub. L. No. 103-31, as amended, 42 U.S.C. 1973gg) on the administration of elections for federal 
office during the period from November 2002 to November 2004. This is the sixth in a series of reports to be 
submitted biennially pursuant to the provisions of NVRA, as amended by the Help America Vote Act of 2002 
(HAVA). That portion of NVRA reads in part:

SEC 9...(a) In General?The Election Assistance Commission

(3) not later than June 30 of each odd numbered year, shall submit to the Congress a report assessing the 
impact of this Act on the administration of elections for Federal office during the preceding 2-year period 
and including recommendations for improvements in Federal and State procedures, forms, and other 
matters aff ected by this subchapter;

Although this is the sixth NVRA report to the Congress, this is the first NVRA report submitted by the United 
States Election Commission (EAC). The previous five reports were submitted by the Federal Election 
Commission (FEC), which in 1994 promulgated rules identifying the information considered necessary to obtain 
from the states to generate reports to the Congress (11 CFR 8.7). The FEC further described and explained the 
need for these data elements in a communication to state election officials in October 1995. The survey was 
revised and expanded as a result of HAVA, which created EAC.

The 2004 Voter Registration Survey was conducted early in 2005. The deadline for return of the completed 
survey to EAC was March 31, 2005, although surveys were received and tabulated for this report up to June 10, 
2005.
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Section 2: Applicability of NVRA
The2004 Voter Registration Survey was sent to 55 state election jurisdictions, including the District of Columbia 
and the four territories?American Samoa, Guam, Puerto Rico, and the U.S. Virgin Islands. This report is based on 
survey results from 50 of these jurisdictions. North Dakota did not respond because the state does not have voter 
registration and is, therefore, exempt from NVRA under Section 4(b)(1) of the Act. Three jurisdictions?Guam, 
Hawaii, and Rhode Island?had not responded to the survey by the June 17 cutoff date for compiling this report.

A Report to the 1 09th Congress                                      June 30, 2005

The Impact of the National Voter Registration Act, 2003-2004

Six states?Idaho, Maine, Minnesota, New Hampshire, Wisconsin, and Wyoming?have Election Day registration, and five 
of these six states are not subject to NVRA. Minnesota and Wisconsin had Election Day registration in effect before 
March 11, 1993, when NVRA was enacted, and were exempted under the original section 4(b)(2) of the Act. Wyoming 
also was exempted under that section because, prior to March 11, 1993, the state enacted legislation that had the effect of 
implementing Election Day registration at the polls. Idaho and New Hampshire enacted legislation subsequent to NVRA, 
but the legislation implemented Election Day registration retroactive to March 11, 1993. Idaho and New Hampshire were 
exempted by a 1996 amendment to NVRA. The sixth state, Maine, is subject to NVRA. Maine responded to the entire 
survey. The other five states with Election Day registration responded only to parts of the survey.

Some of the states and territories subject to NVRA responded only to parts of the survey. Some of those responses also 
are incomplete because not all local election jurisdictions are covered by the response. The number of jurisdictions that 
provided information for the survey is shown in Table 7, Registration Agencies and Jurisdictions.

Section 3: Background
Purposes and Requirements of the National Voter Registration Act
The objectives of (NVRA) are:

- To establish procedures that will increase the number of eligible citizens who register to vote in elections for federal 
office

- To protect the integrity of the electoral process by ensuring that accurate and current voter registration rolls are 
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maintained

- To enhance the participation of eligible citizens as voters in elections for federal office [Section 2(b)].

The Act pursues these objectives by:

- Expanding the number of locations and opportunities whereby eligible citizens may apply to register to vote

- Requiring voter registration file maintenance procedures that, in a uniform and nondiscriminatory manner, identify 
and remove the names of only those individuals who no longer are eligible to vote

- Providing certain "fail safe" voting procedures to ensure an individual's right to vote prevails over current 
bureaucratic or legal technicalities.

A Report to the 1 09th Congress                                             June 30, 2005

The Impact of the National Voter Registration Act, 2003-2004

Expanding Opportunities to Register to Vote
Prior to enactment of the Act, the locations and opportunities for eligible citizens to register to vote had varied 
widely throughout the states. Evidence from two decades of state experimentation suggested that expanding the 
number of locations and opportunities for voter registration resulted in increased registration.

Accordingly, NVRA requires that individuals be given an opportunity to apply for voter registration in elections 
for federal offices when applying for, or renewing, a driver's license, or when applying for, or receiving, services 
at certain other public offices. NVRA also requires states to accept registration by mail.

Driver's license offices were selected on the basis of statistics from the U.S. Department of Transportation 
indicating that approximately 87 percent of persons 18 years and older have driver's licenses, while an additional 
three or four percent have, in lieu of a driver's license, an identification card issued by a state motor vehicle 
agency. Moreover, several states had already adopted a version of this "motor voter" approach [H.Rept. 103-9, at 
page 4].

Public assistance programs, state-funded disability programs, and other public agencies were selected to ensure 
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that "the poor and persons with disabilities who do not have driver's licenses" will "not be excluded from those 
for whom registration will be convenient and readily available" [H.Rept. 103-66 (Conf.), at page 19].

Also, because "registration by mail was already in place in approximately half the states, and there was 
substantial evidence that this procedure not only increased registration but successfully reached out to those 
groups most under-represented on the registration rolls, this method of registration was considered appropriate as 
a national standard" [H.Rept. 103 9, at page 4].

"By combining the driver's license application approach with mail and agency-based registration, the Committee 
felt that any eligible citizen who wished to register would have ready access to an application" [H.Rept. 103 9, at 
page 5]. Government offices and agencies that conduct voter registration in each of the states that responded to 
the 2004 Voter Registration Survey are identifiedin Table 7, Registration Agencies and Jurisdictions.

Fair and Effective Voter Registration File Maintenance
NVRA requires states to "conduct a program to maintain the integrity of the rolls" [S.Rept. 103-6, at page 18]. 
Any such program, however, "may not remove the name of a voter from the list of eligible voters by reason of a 
person's failure to vote. States are permitted to remove the names of eligible voters from the rolls at the request of 
the voter or as provided by state law by reason of mental incapacity or criminal conviction. In addition, states are 
required to conduct a general program that makes a reasonable effort to remove the names of ineligible voters 
from the official lists by reason of death or change of residence" [S.Rept. 103-6, at page 18].

A Report to the 1 09th Congress                                             June 30, 2005
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TheAct requires that any such program be "uniform, nondiscriminatory, and in compliance with the Voting Rights Act of 
1965..."[Section 8(b)(1)]. "The purpose of this requirement is to prohibit selective or discriminatory purge programs." 
"The term 'uniform' is intended to mean that any purge program or activity must be applied to an entire jurisdiction. The 
term 'nondiscriminatory' means that the procedure complies with the requirements of the Voting Rights Act of 1965" [H.
Rept. 103-9, at page 15].

"Fail-safe" Voting Procedures
Prior to 1993, registrants were sometimes denied the right to vote on Election Day either because of an oversight on their 
part or a clerical error by an election office. Registrants who changed residence within a jurisdiction, for example, often 
mistakenly assumed they were still entitled to vote, only to discover on Election Day that their failure to reregister at the 
new address had disenfranchised them. Similarly, registrants who may not have received or failed to return certain 
election office mailings often were purged from voter lists. Even clerical errors, such as erroneous changes of address in 
voter registration files, resulted either in the loss of the right to vote or in an elaborate and daunting bureaucratic ordeal.

To solve such problems, NVRA permits certain classes of registrants to vote despite bureaucratic or legal technicalities. 
The Congress incorporated these fail safe provisions based on the principle that "once registered, a voter should remain 
on the list of voters so long as the individual remains eligible to vote in that jurisdiction" [H.Rept. 103-9, at page 18]. 
More extensive fail?safe voting procedures were incorporated into HAVA through the use of provisional ballots.

Role of the United States Election Assistance Commission
Section 802 (a) of HAVA transferred to EAC all functions that FEC exercised under section 9 (a) of NVRA before 
HAVA enactment. Pursuant to this authority, EAC revised and expanded FEC's NVRA survey instrument into a more 
comprehensive Voter Registration Survey. The 2004 Voter Registration Survey was conducted in early 2005. The 
deadline for return of the completed survey was March 31, 2005, although surveys were received and tabulated for this 
report until June 10, 2005.

Section 4: Data Comparisons
Theresults of the 2004 Voter Registration Survey are presented in the tables at the end of this report and are summarized 
in Section 5. Because of the exemptions and the completeness of the survey responses, some cautions are necessary about 
interpreting the survey data and comparing data from state to state or, in the case of Table 1, which presents voter 
registration data for elections back to 1992, comparisons from year to year.

Th ere are gaps in the survey's coverage. Two states and one of the territories did not respond to the 2004 survey, 
including the state that does not have voter registration. Three territories and the five states with Election Day registration 
responded only to parts of the survey. Several
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states said their responses did not cover all local election jurisdictions, and some states do not track certain 
information requested by the survey. Therefore, each table provides a tally of the number of state jurisdictions 
that are represented in the summary totals of each data item. The tables also provide a tally of the number of state 
jurisdictions represented in each percentage calculation. These nationwide summaries are located at the bottom of 
each table. At the bottom of Table 4, for example, 48 jurisdictions reported the total number of registered voters 
at the close of the polls for the 2004 general election (question 4), and 40 jurisdictions reported the total number 
of voters that were ultimately removed from voter lists during the 2002-2004 reporting period (question 32). 
However, the calculation "Number of Voters Removed from File 2002-2004" as a percent of "Total Reported 
Registration 2004" is based on data only from the 39 jurisdictions that responded to both question 4 and question 
32.

Active registration totals may be inflated by inclusion of inactive registrants in states that do not track inactive 
voters. NVRA allows election jurisdictions to move voters to an inactive voter list if, over a period of time, the 
registrant has not voted in a series of elections and has not had any contact with or responded to mailings sent by 
election jurisdictions. But not all election jurisdictions keep track of inactive registrants. As Table 1 shows, at 
least 15 states and all four territories do not track inactive voters or were not able to provide information on 
inactive voters. The 2004 Election Day Survey, a comprehensive survey of election practices also conducted by 
EAC, showed that 12 states and three territories did not report inactive registration numbers.

Historically, voter registration data have been reported differently by the states. These differences may also be 
reflected in previous NVRA reports from FEC. The 2004 Election Day Survey found that states report voter 
registration totals in different ways. Twenty-six states provided reports that included active voters only; reports 
from 20 states include both active and inactive voters. In four states, determination of whether to include active 
and inactive voters in reports of registered voters was at the discretion of local election jurisdictions. The 
differences discovered in the study have been taken into account in the compilation of historical registered voter 
totals in Table 1 of this report. Data from previous NVRA studies have been recalculated?raw data as well as 
voter registration as a percent of the voting age population?to reflect this new understanding.

In addition, voter registration statistics for 1992 and 1994 may be inflated. In 1992 and 1994, a majority of states 
did not maintain lists of inactive registrants. Instead, registration lists were periodically purged of persons who 
had not voted during a specifi ed period of time according to state law. As a result, total registration figures in 
1992 and 1994 include an unknown number of people who moved to a new jurisdiction and registered to vote in 
the new jurisdiction, but remained on the voter list in the former jurisdiction because their absence had not yet 
been detected in their failure to vote within a specifi ed time period.

NVRA, which was not fully implemented until after the 1994 elections, prohibits the removal of names from a 
vote list solely for failure to vote and replaces purging processes with a list
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verification process, either through mailings or the United States Postal Service's (USPS) National Change of Address 
reports at intervals determined by the states. Persons reported by USPS to have moved are sent a confirmation mailing by 
local election officials and may be placed on an inactive list that allows them to vote if the USPS report was in error. As a 
result of NVRA, states verify their voter registration lists, but those verifications occur at different times and are 
performed in different ways.

Section 5: Survey Results
Thefollowing is a summary of data EAC has gathered from the 2004 Voter Registration Survey. Th is summary shows 
the impact of NVRA on the administration of elections for federal offices for the period from November 2002 to 
November 2004. The summary is divided into four sections: voter registration rates, voter registration applications 
received, voter registration applications processed, and list maintenance programs.

Voter Registration Rates
Overall, voter registration increased in the 2004 general election, compared to the presidential election in 2000. 
Responses from 48 states, the District of Columbia and three territories showed total registration at more than 174.8 
million voters in 2004, compared to the 162.4 million reported in 2000 from all 50 states and the District of Columbia. 
This increase of nearly 12 million is actually understated because of missing information from non-respondents to the 
survey. Comparing registration counts only for the 51 states and territories that reported registration in both 2000 and 
2004, there was an increase of 11,154,293 registered voters between the two most recent presidential elections.

Non-presidential elections usually present both a lower registration count and lower voter turnout numbers. The 2002 
elections were no different, as there were nearly 5 million fewer registered voters on the rolls that year compared to 2000, 
as reported in the EAC survey. Part of the decrease was due to purges from voter lists that occurred in different states. 
Due to the decrease in the off -year election period, the increase in the two years from 2002 to 2004 was even more 
dramatic. Overall, registration rolls grew by more than 14.8 million voters in the 51 states and territories that reported 
data in both the 2002 and 2004 election years.

Most states reported an increase in registrations between the 2000 and 2004 presidential elections. Eight states showed a 
decline from the number of registrations reported four years earlier. Half of those declines, however, are more likely due 
to the fact that the states did not report data to EAC from all local election jurisdictions. Independent research shows that 
four states?Illinois, New Hampshire, Utah, and Wyoming?actually showed an increase in total number of registered 
voters between the two presidential elections. Therefore, actual declines in registration occurred just in the states of 
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Alaska, Minnesota, Montana, and Oklahoma.

Thedeclines in these four states reflect the tail end of the major impact of NVRA. A number of jurisdictions calculated 
that the first opportunity to purge voters after the two federal elections
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actually occurred after the 2000 election cycle. As a result, each of the four states reported a significant removal 
of voters in 2001, following nearly half a decade of accumulating seeming excess on their rolls.

While the actual number of registered voters increased in the past four years, the rate of growth did not keep up 
with the growth rate of the voting age population. The percent of the voting age population that is registered to 
vote decreased from 78.9 percent in 2000 to 78.5 percent in 2004 in the 51 states and territories that reported data 
to EAC.

Counts of both active and inactive voters increased over the past four years. Nearly 11.2 million more active 
registered voters were reported in 2004, compared to 2000. In addition, the number of inactive voters increased 
by more than 3 million. The inactive increase is more significant because their share of the overall size of the 
voter file increased 3.2 percentage points in the four-year period.

Voter Registration Applications Received
Forty-four states and territories reported that more than 49.6 million voter registration applications were received 
over the past two years, from the end of the 2002 election process through the close of registration for the 2004 
general election. Eleven states and territories that responded to the survey failed to provide the total numbers of 
applications received, but some of those states provided information about the origin of those applications.

EAC asked three questions to determine the origin of voter registration applications: the number of applications 
received by mail, the number of in-person registrations, and the number of applications received from various 
voter registration agencies. On previous surveys, FEC had designed the three questions so responses would sum 
to the total number of applications received. While these questions on the 2004 survey were designed in a similar 
manner and with the same assumptions, it is apparent from the survey responses that states compiled data 
differently on applications received. In fact, the sum of applications received by mail, in-person, or from voter 
registration agencies equaled the reported total number of applications received for only 14 of the 44 jurisdictions 
that provided data on applications received. Twenty-one states came up short from the total they reported, 
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indicating there were other classifications not covered by the EAC questionnaire. In seven states, the parts totaled 
more than the whole, indicating some of the agency answers also were covered in the in-person answer.

Nationwide, the EAC survey indicates 32.8 percent of all registration applications received in the past two years 
came from motor vehicle offices, down from nearly 43 percent in the last FEC report covering the years 2000 to 
2002. This decrease, however, may be due to the fact that only 41 states and territories provided data on motor 
vehicle office applications in 2004.

A similar number (32.4 percent) of voter registration applications were received by mail, an increase from 27.6 
percent in the last FEC report. These mail applications reflect the ready
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availability of national and state voter registration forms on the Internet, from voter registration drives, and from people 
personally mailing in forms they obtained from public assistance agencies and elsewhere. In most states, it is virtually 
impossible to determine where applicants obtained mail-in forms.

The 2004 EAC study asked for a separate count of the number of registration applications that were received in person at 
election or voter registrars' offices. The number of applications received in person amounted to 25.4 percent of all 
registration applications that were received in the two years leading up to the 2004 presidential election. There was no 
similar question on the FEC's voter registration surveys.

Nearly 11 percent of applications came from a variety of public offices, including 2.2 percent from public assistance 
offices, 0.2 percent from disability offices, 0.2 percent from Armed Forces recruitment offices, and 8.4 percent from 
other state agencies. The Armed Forces recruitment offices saw a near doubling of the number of applications received 
compared to two years ago. Rates of applications received from other agencies remained relatively constant compared to 
the previous two-year period.

Table 2 shows how much the states vary in each of the categories. While mail registration applications averaged just a 
third of all applications received nationwide, in six states it accounted for more than 50 percent of applications. In four 
states, in-person registrations accounted for more than half of all applications received, even though they were only 25 
percent nationwide. Motor vehicle offices showed the greatest variation among the states, with Delaware and Michigan 
having the highest concentration of registration applications coming from the motor vehicle department.
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Voter Registration Applications Processed
While 49.6 million voter registration applications reportedly were received nationwide during the 2002-2004 reporting 
period, 45 states reported that 26 million valid registrations were added to voter lists during the same period. However, 
smaller numbers of states tracked the disposition of voter registration applications received.

Nearly 15.2 million applications were requests for a change of name, address, or political party affi liation, according to 
reports from 32 states, amounting to 38.5 percent of all applications received. Approximately 3.4 million applications (or 
7.3 percent) were duplicates of valid registrations, according to reports from 39 states, and about 1.6 million applications 
(or 5.2 percent) were rejected or determined to be invalid, according to reports from 23 states. Based on calculations 
limited only to states that reported both the number of applications received and the disposition of those applications, 
about 52.3 percent of applications received were valid new registrations (42 states). New valid registrations during the 
2002-2004 reporting period represented 16 percent of total reported registrations (45 states).
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Th ere were large variations among the states on the results of the application processing eff ort. Some states 
provided information that appears to be incorrect, but verification was not possible.

List Maintenance Programs
One of the purposes of NVRA, as stated in accompanying House and Senate committee reports, is to ensure that 
once citizens are registered to vote, they remain on the voting list as long as they remain eligible to vote in the 
same jurisdiction [H. Rept. 103-9, at page 18, and S. Rept. 103-6, at pages 17 and 19]. The statute's list 
maintenance provisions prohibit states from removing names from the voter registration list:

- For failure to vote [Section 8(b)(2)]

- For change of address to another location within the registrar's jurisdiction [Sec-tion 8(f)].

The law requires registrars who receive information on a voter's change of address to another location within the 
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registrar's jurisdiction to update the registrant's voting address [Section 8(f)]. The House Committee report makes 
it clear that this is to be done without requiring the registrant to reregister or otherwise notify the registrar of the 
change [H. Rept. 103-9, at page 18].

Another stated purpose of the list maintenance provisions is to ensure the accuracy and currency of voter 
registration rolls. The Act requires driver's license changes of address to serve as changes of voter registration 
address, unless the individual indicates the change is not for voter registration purposes [Section 5(d)]. The law 
also requires states to conduct a uniform and non-discriminatory general program [Section 8(b)(1)] to remove the 
names of ineligible voters:

- Upon their death [Section 8 (a) (4) (A)]

- Upon their written confirmation that their address has changed to a location outide the registrar's 
jurisdiction [Sections 8(a)(4)(B) and 8(d)(1)(A)]

- Upon their failure to respond to certain confirmation mailings along with their failure to offer to vote in any 
federal general elections subsequent to the mailing [Sections 8(a)(4)(B) and 8(d)(1)(B)]. (The confirmation 
mailings in this case are those mailed out to registrants who, based on information received from USPS, have 
apparently changed their address to a location outside the registrar's jurisdiction.)
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NVRA also permits states to remove the names of registrants:

- Upon the request of the registrant [Section 8(a)(3)(B)]

- For mental incapacity of the registrant, as provided for in State law [Section 8(a)(3)(B)]

- Upon criminal conviction of the registrant, as provided for in State law [Section
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Other than these provisions, the law grants states wide latitude as to when, where, and how these functions will be 
performed. Table 4, Registered Voter List Maintenance, provides data from the 2004 Voter Registration Survey on the 
number of removal notices sent between the November 2002 and November 2004 elections, the number of responses 
received to those notices, the number of registrants who were moved from active to inactive status on the voter lists, and 
the number of registrants who were removed from the voter lists. The table also provides data on the reasons why 
registrants were removed from voter lists, including death, failure to vote, a disqualifying felony conviction, and at the 
voter's request.

Removal Notices

States that responded to the survey reported mailing15.3 million removal notices during the 2002-2004 reporting period, 
or about 10.1 percent of total reported number of registered voters. Responses were received by 3.6 million notices, or 
about 24.6 percent of the reported number of notices sent. This compares to 20.6 million notices sent and a response rate 
of 21.9 percent during the period 2000-2002, and 18.6 million notices sent and a response rate of 23 percent during the 
period 1998-2000.

For the 41 states that responded to the question about removal notices, on average, removal notices amounted to about 
10.6 percent of the overall registered voter file. However, one state had unusually large numbers of notices sent. Montana 
sent 267,122 confirmation notices for a voter file with 638,475 registrants. The state reported multiple confirmation 
notices were sent to voters and that the reported numbers of notices sent are, therefore, higher than in some states that do 
not send multiple confirmation notices.

Only 41 states on the 2004 survey responded to the questions about removal notices sent, and only 37 states addressed 
responses to removal notices. Four of the five states with Election Day registration said they were exempt from this 
requirement [sec. 8(d)(2) of the Act]. A few other states also said they were exempt or that the information was either 
forthcoming or not available.

Transfers to Inactive Status
States that responded to the survey and that track inactive voters reported moving 10.7 million voters from active to 
inactive status during the 2002-2004 reporting period. That number is about 8.5 percent of total reported registration, but 
that number reflects nearly 84.4 percent of
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